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ABOUT THE AUTHOR
Thomas Peek, an administrative assistant at the University of Minnesota's
Center for Urban and Regional Affairs (CURA), has conducted policy studies on major
issues facing the state of Minnesota. This paper reviews the CURA experience, with
particular attention to the methodologies and techniques employed in policy studies
designed to overcome the fragmentary analysis which often characterizes
contemporary planning and politicaJ processes. It provides a practical guide for
university scholars, planners, public officials and others interested in policy analysis,
and should prove of interest both to decision-makers and to those who may hope to
influence the decision-making process. The paper was originally published in a
somewhat different form by the Department of Town and Country Planning at the
Queen's University of Belfast, Northern Ireland, where Peek was a Visiting Professor in
the spring of 1985.
Peek, on CURA's staff since 1979, holds a Masters degree in Public Affairs from
the Hubert H. Humphrey Institute of Public Affairs at the University of Minnesota.
INTRODUCTION
Something like a paradigm is prerequisite to perception itself. What a man
sees depends both upon what he looks at and also upon what his previous
visual-conceptual experience has taught him.
Thomas S. Kuhn, The Structure of
Scientific Revolutions, University of
Chicago Press, 1962, p. 113.
It is a truism to say that most problems are complex, their amelioration
requiring more than simple policy strategies. Yet, despite the widespread recognition
of this fact, political discussions, planning, administrative decision-making and
scholarly research often do not reflect the full dimensions of the complexity
associated with particular problems. Some of this is due to polarized politics, careless
decision-making, inadequate research methodologies, or simple ignorance.
But much of the oversimplification reflects the often fragmentary outlooks of
politicians, planners, bureaucrats, special interest groups, the media, university
scholars or members of the public. To a varying but large degree these groups operate
in separate and distinct realms, each characterized by a particular sphere of contacts
and associations, a specific set of commonly-held ideas and perspectives, and often a
similar training and educational background. This fragmentation of the community of
people involved in the policy-making process affects the perspectives of its members,
each of which operate within a particular paradigm. Their analyses of problems and
formulation of solutions are limited by the common perspectives and shared (often
unexamined) assumptions of the particular sphere in which they operate.
This may be a natural way for people to organize themselves, but when it comes
to addressing problems it can severely limit the effectiveness of policy actions
designed to deal with those problems. It can mean that decisions are made without
consideration of some important aspects of the problem and its possible solution. Too
often the Iragmenrary approach to public oohcv prevails resulting in the following
kinds of proDie-r-iS:
• Action is taken based on perceived rather than documented problems.
• Decisions are based on partial rather than comprehensive examination.
• The historical underpinning of problems and possible actions are not taken
into account.
• Important uncertainties are ignored rather than studied.
• Policy discussions are dominated by definitions of the problem and policy
alternatives which are conventionally accepted.
• The implications of possible strategies are left to guesswork with evidence
being either ignored or not gathered.
• Actions are proposed that bear no relationship to the actual political process,
which can render them irrelevant. '
• Decisions are made that do not account for community sentiments, and are
therefore resisted.
• Actions are designed to circumvent legislative political process in order to
accomplish particular goals.
How can these kinds of problems be avoided? Are there ways to examine
problems and formulate policy strategies which can provide the basis for more
perceptive analysis and wiser decisions? What role can an urban university play in
conducting policy studies which try to "put the pieces together?"
I. TOWARD AN INTEGRATTVTE APPROACH: THE CURA EXPERIENCE
There is no analytical method than can in itself replace the innate or learned
ability of those decision-makers who are keenly intuitive in sorting out the
complexities of problems, Ingenious in identifying innovative policy alternatives, or
skillful at finally determining a specific course of action and carrying it out. Wisdom
is the result of important personal characteristics and experiences as well as
anaiytica. a^Droaches. Howeve-. ;.loijcv analysis which explicitly seeks to recogn.ze
and understand all the paradigms operating in a particular situation and utilizes the
strengths of each can increase the likelihood that wise decisions will be made. The
argument here is that policy analysis can be conducted within the university using
methods which can help to overcome fragmentary approaches, thereby facilitating
wise decision-making.
The approach described here grows out of the experience of one urban university
in conducting policy studies. It is based on work at the Center for Urban and Regional
Affairs (CURA) at the University of Minnesota in Minneapolis. CURA was established
in 196S as a non-teaching department to help make the University more responsive to
the needs of the community and to foster interaction between staff and students and
those dealing directly with major public problems. CURA does this through applied
research projects on a wide variety of topics, ranging from land use to aging.
As part of its activities, CURA has occasionally conducted policy studies on
topics of major public policy concern. These studies have been designed to inform
state-level policy discussions on issues whose complexity was difficult to grasp or
appreciate simply by reading the newspapers and other popular media and about which
a significant body of data existed but was not drawn together in a single document or
series of documents. Reports growing out of the studies were specifically designed for
decision-makers and the public, to be comprehensive yet manageable, data-based yet
readable. They were prepared not to reflect any particular political or philosophical
viewpoint, but rather to provide a concise overview of the essential data and analysis
available on the topic, integrated in a way that would be useful to a lay audience.
The methodology described here grows directly out of the CURA ex;>eriences
with the following policy studies: The CURA Peat Policy Project (1979-81); the CURA
Project on Fiscal Consrraints in Minnesota (1981-84); and the CURA/Coile^e of
Education Project on the Future of K-12 Public Education in Minnesota (19S3-19S6).
F^Ducaiions growing oui •:: tnese projects are contained in the bibliog'-aDny of this
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paper. Each of these were major studies in the context of CURA's total program and
together span a period of seven years. Examples illustrating aspects of this approach
will be cited from the experiences of these studies.
Together, these studies reflect three essential characteristics of the analytical
approach employed by CURA. They are characteristics which are consistent with the
role of a university in serving its community through applied research. First, the
approach is descriptive in a comprehensive way. It assumes that it is useful to identify
and describe all the various aspects of the issue as well as the historical, social,
political, economic, financial and regulatory contexts in which it exists. It also
assumes that from that description will emerge compelling facts about the situation
which will have implications for policy strategies. At'the outset the study does not
limit its scope and eventually increases its depth to explore those aspects of the issue
which are determined to be critical in the context of the total universe of the issue.
The assumption here is that without the comprehensive view, the focus on particular
elements of the issue may lack meaning or balance. Thus, the widest possible net is
thrown out to gather data, studies, opinions, ideas, statistics and other information in
an attempt to define t->e total universe that relates to the issue.
Secondly, the approach avoids assuming that conventional wisdom accurately
reflects the actual situation. It does not assume that conventional perspectives are
necessarily inaccurate, only that they may not be accurate. Instead it attempts to
understand the full range of possible perspectives, taking all of these into account in
the analysis. In this way the approach is designed to transcend individual paradigms
and construct a more whoiistic view.
Finally, it is integrative and synthetic, seeking a formulation of the problem and
a strategy for action which reflects a comprehensive examination of the issue. It
seeks the creative combination of aspects which may be uncoupled in the conventional
wisdoTi or w'nn.', r'e current politics surrounding the issue. Tnrough tnis synthesis
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there may emerge alternative definitions of the problem, previously undiscovered data
and other evidence, innovative policy alternatives and perhaps even an entirely new
formulation of the issue. Often policy makers determine their course of action
through a "process of elimination," ruling out one alternative after another until only
one "best" option remains or a "compromise" position is determined. In this
alternative approach an attempt is made to account for all aspects of the issue
through a prcx:ess of incorporation, reflecting an integrated view.
The methodologies associated with each of these three characteristics are
discussed below.
II. USING COMPREHENSIVE DESCRIPTION TO DEVELOP
AN ACCURATE PICTURE OF THE SFTUATION
The CURA policy studies were intended to provide an accurate picture of what is
known about the problem and the various dimensions of the issue associated with it. In
this way they attempt to construct "the big picture" view so that its elements are
analyzed in the larger context. This comprehensive approach is a response to the
concern ofie- expressed by policy-makers that they "lose sight of the forest for the
trees." Thus the study is designed to accurately render the "forest" rather than focus
on the "trees." providing a balanced view of both.
Therefore, regardless of the issue, the CURA policy studies have included, as a
beginning, the following five components. First, the elements of the current policy
discussion a"e identified, reflecting the way the issue is discussed by those involved.
This is where the conventional paradigms are described. How do the politicians,
planners, bureaucrats, interest groups and others look at the issue, define the problem
and conceive of possible soJutions? This information is summarized by listing each
issue of t'^e current policy discussion as framed by the Dariies involved, alo^g with
sone di?:-r-:-?'-, a^o'jt who sees the issue that wav, thei- roie in the debate and the
decision-^ a-;ing Drocess. and the assumptions underlying their view. The inforT'.anon
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can be obtained by examining existing academic literature, government and other
reports, position papers, news clippings and opinion polls, and by interviewing those
involved.
Second, the current status of the issue in the policy process is reported, including
the recent history of the issue, the reasons it is now receiving attention and the
possible avenues for action in the policy process. Who has official responsibility to
deal with the issue, what action has already been taken, what is the existing legal and
regulatory framework governing the issue, what are the dimensions of the politics
surrounding the issue as currently manifest, and what are the possible, or likely, policy
outcomes given the current state of affairs? This information can be obtained by
examining newspaper accounts and talking with those' involved, as well as political
"insiders," such as legislative staff or other aides to the political actors involved.
Third, existing information about the nature of the problem is presented, based
on a wide variety of sources. What is known about the problem and its various
aspects? This is the central descriptive component of the study for it is the
integration and synthesis of this information into a meaningful picture which is at the
hean of the policy study described here. Because the integrative policy study seeks
a comprehensive view of the issue, a wide net search for information is critical to its
success. At the outset the issue is left largely undefined and information is gathered
that may be related in any way. At this stage of the study the analyst plays an
investigative role, sniffing out any leads that may be useful.
Sources include government reports, studies and position papers? materials from
political parties, interest groups, and community activists; items appx-aring in the
media; scholarly research; and available statistical data. Out of this initial search the
appropriate scope of the study emerges and a strategy for deepening the information
base is developed. With a clearer understanding of the issue's full dimensions and a
•:e-::;i:;\'€ iaea of the most important aspects of the issue, the analyst can begin to
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intensify the investigation around those important areas. At this point gaps in
information and analysis become apparent indicating areas where the analyst will need
to search further or develop new research to fill the voids.
Fourth, the existing policy options are identified, including the full range of
alternatives reflecting all the various perspectives on the issue. What kinds of policy
strategies have been or currently are suggested, what alternatives are reflected in the
scholarly literature and research base? Who is advocating what? This information can
be obtained by reviewing the literature, examining government and other reports and
position papers, and by interviewing advocates of particular approaches.
Fifth, the known implications of alternative policy strategies are outlined, drawn
from historical or experimental experience. Is there a'basis for believing that any of
the possible strategies, including those currently proposed, will improve the situation?
What are the strengths and weaknesses of each alternative as can best be determined
with existing data? This information can be obtained by looking at the experiences of
other locations (other states, cities, or countries), evaluations of previous attempts to
deal with the problem and any research on alternatives which may provide a basis for
judging the potential of untried options.
m. AVOIDING ASSUMING CONVENTIONAL WISDOM—
TRANSCENDING THE PARADIGMS
However, the above five components, while essential elements for developing a
comprehensive description, are only part of what is required for an integrative policy
study. They provide the basic information which is available on the issue, but are not
enough to frame the issue in a way which is useful to the policy-mzker and something
more than a rehash of the conventional wisdom on the issue.
From where do new ideas come'> How do alternative perspectives arise"' How
ooe? an innovative policy approach develos or come to light'5 Are there means of
doing policy analysis which expose the anaiv's: to new ways of looking at the problem^
These are the key questions of the central task facing the person trying to identify and
understand the "forest" as well as the "trees." It is a critical aspect of avoiding
assuming that the current conventional wisdom on the issue is necessarily correct. In
practiced terms how can the analyst, recognizing the existing paradigms associated
with the issue, transcend them enough to see if there is something more, some other
way to view the situation?
In conducting the type of integrative policy study described here, the analyst
specifically seeks out information sources which may yield new data and new
perspectives on the issue to the extent they exist. This does not mean the analyst
tries to buck the conventional ways of thinking about the issue if those ways prove to
be appropriate given the facts. Rather, it suggests that the analyst should create
opportunities (and avoid limiting opportunities) to come in contact with as full a range
of information sources—whether conventional or not—as possible. The analyst must
seek ways to transcend the boundaries of any particular professional, political or
academic paradigm that may ignore important types of information. Six ways to do
this have been used by CURA.
Finding Information from Unconventional Sources
The first and most important steps toward framing an issue are taken during the
collection of information. If the analyst relies solely on standard information sources,
the data may already frame the issue in conventional ways. In addition, the analyst
must avoid being "captivated" by any particular type of data source or group of
sources, instead seeking exposure to the broadest range ox Information available on the
tODlC.
So more is required than an examination of the academic literature, published
reports, news clippings and other media-generated information. In the CURA studies
TWO additional types of lnforrriaTior t-i2ve been used. The first of these is "fugitive"
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information, from disparate sources. These are data gathered from usually
unpublished material such as internal (though not necessarily private) government
correspondence, working drafts of agency reports, internal staff memoranda or
reports, correspondence between the project and knowledgeable people and
unpublished research and analysis, including masters and Ph.D theses. For example,
CURA discovered an unpublished paper distributed in a limited fashion by the
Minnesota Department of Education which traced the history of changes in Minnesota
school finance during the 1970s (Minnesota Department of Education, 1982). The
document contained detailed and startling data indicating fundamental and generally
unrecognized changes in the finance formula, significantly undermining the espoused
goals of the system. This alerted the CURA analysts to a number of issues which were
subsequently investigated through the collection and analysis of additional "fugitive"
information from the Department and elsewhere.
The other type of unconventional source of information is that which is generally
examined in the context of other issues or outside the professional group usually
associated with the topic of the policy study at hand. For example, a CURA study on
the condition of K-12 public schools in Minnesota examined information on school-age
children from demographic and other sources of information in order to find out
whether kids had changed much over the past ten to twenty years. These data were
largely unexamined by the education community whose major interests were in
pedagogy, curriculum and school management. However, these were a mainstay for
people interested in child welfare, social work, family planning and chemical
dependency. Having looked outside the conventional sphere of education information,
the study revealed a decade of dramatic changes in school-age children, directly
affecting the quality of the school environment and students' academic performance
(Peek, Duren and Wells, Aoru 1985, pp. 69-SO).
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These two data discoveries were critically important to the analysis ultimately
issued by the CURA/College of Education Study on the Future of K-12 Public
Education in Minnesota. The study was the only one in Minnesota to highlight the
issues of school finance and the changing student body in the midst of a major political
debate over school reform fueled by the issuance of numerous other reports on the
state's education system. The conventional focus was on improving student
performance on standardized tests, lowering the costs of public education and
increasing the accountability of the system—all themes picked up from the national
debate on education. These and other Minnesota data revealed that a significantly
different policy agenda was required to improve Minnesota's educational system.
Getting the View "Where the Rubber Meets the Road"—
Conductins Interviews and Workshops
Another approach utilized by CURA in its policy studies is to develop techniques
for conducting interviews and workshops with people directly involved in the issue
being examined. The purpose of these activities is to buttress other research methods
by obtaining information from the people who deal with the issue "where the rubber
meets the road."
Talking with those directly involved may seem an odd way to get new idea5 about
an issue or to find alternative policy approaches for dealing with the problem at hand.
After all, these are the people whose Derspectives might reflect their close, but
narrow involvement with the issue and who may have some kind of "vested interest" in
conventional ways of dealing with the problem. Indeed, in varying degrees this can
limit the usefulness ol such interviews and workshops.
However, these are the people with intimate, often first-hand knowledge of the
problem, hands-on exoenence with current policy approaches, and direct involvemen:
in the currenT G£\ -vo-dav discussions about the issue. Out of this direct contact —c
come the most realistic assessments of the nature and scope of the problerr, anc-
pragmatic, sometimes obscure, ideas about better ways to deal with it. Moreover,
even if none of these contributions is realized in a particular case, it is valuable to
obtain the perspectives of those who are not detached from the issue—their views will
likely vary from those of the scholars and policy analysts who see the issue from afar.
For example, CURA's study of fiscal constraints on Minnesota began as an
attempt to identify the existing and potential Minnesota impacts of the Reagan
Administration's program of domestic budget cuts and "devolution" of federal
responsibility for social welfare and other programs to state and local governments
during the early 1980s. As part of its study, CURA conducted interviews and
workshops with local government officials representing cities, counties and school
districts from throughout Minnesota. These sessions revealed that the most significant
budgeting and intergovernmental changes affecting these governments were the result,
not of federal changes, but state legislative actions taken to cope with a state
government financial crisis related to economic recession (Peek and Wilson, January
1983, pp. 95-106). This finding, later substantiated by further detailed research, was
in contrast to the conventional view—appearing in various reports and the media—that
the "Reagan revolution" represented the major force leading to "devolution." The
finding also confounded the convenient partisan explanations for the changes because
the state actions were the result of the efforts of a Democratic legislature (with a
progressive track record) working with a Republican governor to solve the state's
crisis. The authors put it this way:
The first two years of the decade have brought new fiscal constraints on
Minnesota government that challenge the way it has operated over the past
decade. The major underlying cause of these new fiscal constraints has
been the current economic predicament in the state...these new fiscal
constraints have put extreme pressure on Minnesota's state/local
government system, which developed and operated successfully du-ing
previous periods of economic expansion and state revenue growth. In
recen: years, however, the "Minnesota Miracle" approach to state/local
relations involving maior state-level funding of local jurisdictions was
s'-!DS:an'':laJiv undermined by a combination of state reductions in schoo. ^nc
loca; eovemDent aids and property tax relief as well as expansion o: .
reve"-'je-!-aising authority for school districts, and by the increased use of
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that authority by the districts. Beyond the problems associated with the
state's revenue shortfalls, additional fiscal constraints have been placed on
Minnesota by recent federal actions... These policies have contributed to
the state's immediate and long-term fiscal problems (Peek and Wilson,
January 1983, pp. 114-115).
In addition to all this, interviews and workshops are useful in identifying how
various people think about the problem and its possible solutions, obtaining specific
information on the issue, testing research hypotheses and verifying particular facts.
The people selected for interviews or workshops will vary depending on the topic.
However, the idea is to obtain a cross-section of the types of people who have a stake
in the issue or who are directly involved in the politics and decision-maklng associated
with the issue. It is less important that the interviews be representative of every
single involved group than that the full range of types-of perspectives emerge during
the interviews.
By way of illustration, the types of people who have participated in interviews
and workshops during CURA policy studies are listed below:ostate officials, including
legislators and their staff, governor's staff and agency officials
• local government officials, including elected officeholders and administrative
and planning staff
• federal officials, such as congressional staff and agency personnel
• citizens involved in the issue
• private sector officials
• interest group representatives
• other members of the public affairs community who are involved including
those conducting research
• university scholars
These activities yield several by-products which are useful in the longer-term.
F^rs:, they provide contacts among those interested in the issue which can be drawn on
&5 soj"ces oi inforrr'iaTion dunng the remainder of the stud\. or ID- oi~ie.'- research
projects growing out of the effort. These are people who may be interested in
participating in follow-up conferences or other meetings or whose names might be
added to distribution lists for receiving the policy report and related studies when they
are completed. In addition, the interviews can foster confidence in the study—because
the researchers bothered to talk with the people directly involved—creating the
expectation among those people that an accurate and useful analysis is on its way.
Workshops form a more structured type of interview designed not only to reveal
information but to promote interaction and discourse. For this reason CURA has had
the greatest success with workshops that are small and informal involving groups of a
dozen to, at most, two dozen people. In some cases these might be "off the record"
sessions to encourage the most candid discussion possible. The makeup of the
workshops is carefully designed to obtain whatever variations in perspectives may
exist. In some cases the composition is uniform (all city officials), in other cases
diverse (a legislator, state urban development official, a city official, etc.).
These sessions reveal important areas of agreement and disagreement and—
sometimes quite by surprise—areas where compromise or consensus is possible. They
are a further testing ground for hypotheses, which can be explored among a variety of
people in direct interaction. The workshops also serve a useful purpose beyond those
aiding the policy study. These sessions provide one of the few opportunities for
officials and others to informally discuss issues of mutual concern in an intimate and
neutral setting (perhaps even "off the record"). Often workshop participants are
exposed to new ideas, broaden their contacts, and get a chance to discuss the issue in a
deliberate, yet r.on-confrontational way. They are removed from their separate
"fishbowls" and exposed to the fresh waters of other paradigms. Indirectly, this must
have implications for the policies formulated or espoused by these people.
There are anv number of variations of the small interactive workshop. Several
utilized bv CURA are lisied beiow:
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• Group interviews in which panels of similar participants interact with
researchers or a variety of other types of involved people. For example,
CURA's Peat Policy Panel held a series of meetings at each of which was a
panel of people interested in different aspects of the issue—potential
developers at one, environmentalists at another and state and federal
regulators at a third.
• Very small sessions in which the key decision-makers, perhaps within a single
agency, attempt to formulate a policy strategy with or without the aid of the
study's policy analysts. For example, CURA convened a meeting of the
Minnesota Commissioner of Energy, Planning and Development and other
state agency staff with environmentalists and other community activists to
discuss revision of the rules governing power plant siting in the state of
Minnesota.
• Workshops in which there is a special guest presentation on a topic followed
by informal discussion among the participants. For example, CLJRA invited
about twenty Minnesotans involved with housing, including several key state
and local officials, to hear a professor from Northern Ireland compare
housing policy trends in the United States and the United Kingdom, after
which there was a wide-ranging discussion of the topic among all the
participants.
• Workshops in which the results of the policy study are presented, followed by
informal discussion among the participants. For example, after completing
*he bulk of its research on fiscal constraints CURA conducted a workshop
witi-t key state officials, including state legislative leadership, to present and
discuss the findings of its study.
• A series of workshops. with recurring membership to explore several
dimensions of the issue, each session buiicing on tne previous discuss.:-:.. Fo'
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example, CURA and the College of Education conducted a series of
workshops in local school districts to explore state and local policy
implications of the research findings and conclusions of its education study,
inviting in each case the interdisciplinary panel overseeing the study.
Generally speaking, the workshops are held in a small room around a table at
which people can look at each other. The group moves through a series of broad, key
questions around which the discussion is focused, at least at the outset. These may be
discarded during the session if it becomes apparent that the discourse is appropriately
moving into other critically important areas.
Finding the Historical Context
The historical view is another kind of paradigm, that of retrospect. Looking at a
problem in retrospect can yield important new perspectives on the current situation,
how events and people of the past contributed to that situation, how the problem was
previously defined and results of earlier attempts to deal with the problem. In
addition, an historical analysis can place the current situation in the context of longer
term trends which have affected it or will continue to affect the situation in the
future.
The retrospective view was, for example, critically important to the CURA
study of fiscal constraints on Minnesota. Reconstructing the state legislative history
of tax, budget, and intergovernmental actions taken during the 1970s shed much light
on the circumstances leading to the state's financial crisis in the early 1980s.
Contrary to media reports and political rhetoric blaming the then current governor for
"mismanagement," the historical analysis showed that the seeds of the crisis were
sown in legislative sessions in 1979 and 1980 with a series of actions rr.aking Vlnnesota
more susceotible to revenue shortfalls in the event of economic recession:
New programs, changes in existing progranr^s and changes in the tax coce
can lead to revenue problems because of t'F>e. state's iimite'- E-b:!!*" •c
forecast the effect of those programs on future state budgets. This was
the case when the 1979 and 1980 legislative sessions granted tax relief
totaling $792 million for the 1979-1981 biennium and even a greater
amount for this current biennium. These changes included increasing
Homestead Credit property tax relief, indexing the individual income tax,
elimination of the highest income tax bracket (17 percent) and replacement
of the railroad gross earnings tax with the property tax. Significant
spending commitments were also made including increased Local Govern-
ment Aid (LGA), increased state participation in welfare programs and
growth in the state's commitment to education. In recent years, the state
has also found that spending for some programs it funds is beyond its
control, particularly programs such as Aid to Families with Dependent
Children (AFDC) and Medical Assistance, which are affected by the
nation's economy and are beyond the total control of state government...
Income tax indexing, one of the major changes made in 1979 in reaction to
the post-Proposition 13 tax revolt, protects taxpayers from moving into
higher tax brackets by expanding the brackets through broadening the
annual income levels or placing new limits on incomes subject to a specific
tax rate (Peek and Wilson, January 1983, p. 9).
In gathering data for the historical analysis, the 'analyst may find a paucity of
useful information. This is because existing histories may be dated, lacking the most
recent information about the problem and the issues associated with it or because
existing histories are too general to provide anything but the broadest overview. This
was the situation confronting all of the CURA studies mentioned here. In such cases
the gathering of "fugitive" information is critical in piecing together the historical
context from that information and existing historical material.
Finding Meaning in the Information—New Ways
of Looking at the Data
When examining a particular problem the analyst may locate data which has been
gathered and analyzed for purposes other than developing policy strategies. As a
consequence the data may be organized in a form which is not particularly useful for
the policy study, reflecting instead the needs of the data-gathering agency (as part of
reporting requirements, for monitoring financial or other aspects of government
activity for example). In these cases it is useful to reorganize the data in new ways.
Any number of approaches mig^t be 'jsec:'. For example, i: r"..1'- be L'sef'jl TC look at
data over time to identify trends. or ir? CQTioarison with c'c-c ?£t^e'-ec for £ similar
situation elsewhere (e.g. state-national, city-city, or national-international
comparisons). Sometimes it is useful to examine data in its geographic context to
illustrate variations among government jurisdictions, economic regions or geographic
areas.
How the information is organized can be just as important as the type of data
gathered. For example, in preparing its report on K-12 education, CURA discovered
that the Minnesota Department of Education had extensive data organized by school
district, growing out of reporting requirements, particularly on finance issues.
Unfortunately, the data was tabulated in such a way that it was only useful for
examining circumstances in individual districts or calculating statewide averages.
CURA was interested in identifying inter-district varfations for a number of policy-
significant variables to reveal the different types of educational circumstances
existing across the state. By running frequency distributions of each variable, CLJRA
was able to determine the breadth of variation on factors associated with school
finance and school environment. Demographic variations were also analyzed using
data from the LLS. Census Bureau. These variations were then mapped using computer
technology to illustrate the geographic distributions of these factors across the state.
This made it possible for CURA to analyze the data from a statewide perspective
without having to rely solely on statewide averages which ignore the breadth of
variation and location of variation in the circumstances of education. This helped to
shed new light on the state's educational system and revealed the existence of
important financial and other disparities among school districts in Minnesota. Figure 1
is an example of this mapping technique, in this case illustrating variations in per pupil
expenditures (Peek, Duren and Wells, April 1983, pp. 85-86).
What may be required is not just a different way to illustrate data but to design
a way to relate existing information to a concrete example to make it more
meaningful. For example, c'jnn.g iis peat policy s^'C) C'JR- gathered information
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suggesting the range of socio-economic impacts of large scale peatland development
for energy. The problem was that no adequate model existed to explore how these
potential implications would be manifest in specific regional locations in Minnesota.
To get at this problem CURA constructed a case study applying socio-economic data
to two regions within Minnesota which had been the focus of the development
discussions (Peek, Wilson, Triplett and Kemp, April 1981, pp. 80-104). Data on existing
physical, social and commercial infrastructure, workforce availability and employment
needs were delineated in maps of the two study areas (see study areas in Figure 2).
Projected employment and infrastructure requirements associated with the major
proposed operation were then compared with existing conditions to determine its
compatibility with each of the two sites (see examples in Figures 3 and 4). The
implications—potential benefits and problems—associated with each site were
analyzed, placing the general discussion of development impacts into concrete
locations. The differences in impacts between the two sites were stunning, with the
most frequently discussed site being clearly less workable. The project's case study
ultimately contributed to a redefinition of the proposals for large scale development
which recognized that to achieve the maximum potential benefit with the least socio-
economic disruption required a refocusing of the planning to the less considered
peatland region of the state (the Toivola study area).
While there were other forces which eventually made the less workable site also
less desirable (environmental concerns and changing federal policy) the CURA case
study helped illustrate that the impacts of energy development of peatlands would
vary according to location and that one region of the state should be given more
serious consideration for development than it had been up to that point. Since that
time that site, near Minnesota's economically troubled Iron Range, has been the focus
of peatland development efforts by both business and state government (Mary King
Hoff, 1983, p. 6).
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FIGURE 1
GEOGRAPHIC DISTRIBUTION OF EXPENDITURE DISPARmES
(State and Local Operating Costs Per Pupil, 1982-83)
Operating Cost Per Pupl!
O£:G source: Minnesota DepartTient of Education, Education Staristics
D:V15.-.
/r'o- Pee<. D^e- a-- ^elis. ^^-i; 1985. D. 86.^
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FIGURE 2
LOCATION OF STUDY AREAS
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GettinR Other Viewpoints—Extensive
Review of Draft Material
After putting all the information together, having utilized these various
methods, there is still one more technique for infusing new ideas and alternative
perspectives into the analysis. Drafts of the report are circulated among reviewers
with a variety of viewpoints on the issue. CURA's experience suggests that even at
this later stage in the policy study, the review process can reveal new ideas and
perspectives. By this time the analysis is quite focused, providing reviewers with a
total detailed picture to which they can react. This can stimulate further thinking on
the part of those reviewers who may have been interviewed or who provided
information to the study in earlier stages of the analysis. Thus new ideas can emerge
in that process, perhaps even changing the direction of parts of the analysis. In this
way draft review is an integral part of the analytical process.
In addition, it provides an opportunity to further test hypotheses and uncover
new facts. Obvious errors in data or analysis are also revealed and any gaps in
information or analysis are identified. An example of a group of reviewers is listed
below. These people reviewed all or po'rions of the CURA study on fiscal constraints
(Peek and Wiison, January 1983):
• Thomas Anding, Associate Director, CURA, University of Minnesota
• Francis Boddy, Regents Professor, Department of Economics, University of
Minnesota
• William Craig, Assistant Director for Research, CURA, University of
Minnesota
• Steve Cramer, Research Analyst, Urban Coalition of Minneapolis
• 3ames Jernberg, Professor, Hubert H. Humphrey Institute of Public Affairs,
University of Minnesota
• Joyce Krupey, Research Analyst; Minnesota Senate Research, Minnesota
State Senate
• Lee Munnich, 3r., Research Ana'vst, DFL Party Caucus Research, Minnesota
House of Representatives
• Arthur Nafialin, Professor. Hubert H. Humphrey Institute of Public Affairs.
Universitv of Minnesota
• Davic RocfDourne. Staff, b'rban CoaliTion of -Minneapolis
• Thom&s Scott, Director, CL'RA. University of Minnesota
• Fre^ Sn-nh, Staff, CURA. \- .ers.-y of Minnesota
• £s-:ner ^ aitenberg. Professor anc He&c;. School of Social Work, Universirv of
Mi.nnesoT-c
Using Interdisciplinary AdvisoTy Panels
One way to reinforce and assist in the integrative approach to policy analysis is
to assemble panels of scholars from various disciplines who have expertise or interest
in the topic to advise the policy study team. It is one more attempt to expose the
analyst to a wide variety of viewpoints, reflecting the scholarly disciplines which
traditionally look at the issue. These people can serve—individually and as a group—as
reviewers of draft material, sources of information and ideas and conduits to other
information sources. They can advise during the ongoing development of the study,
providing insights drawn from their individual disciplines and expertise. As a by-
product, their involvement enhances the credibility of the policy study.
If the study is being conducted within a university'setting (as is the case with the
CLJRA studies) the advisory panel might consist of staff members from a variety of
departments in order to assemble the full range of people within the University who
have perspectives on the topic. If it is not a University study (or even li it is) the
advisory panel might consist of government officials or staff, representatives of
interested community groups, or others with an interest in the topic. If non-university
people are involved, every effort should be made to avoid people who have entrenched
viewpoints, no matter how legitimate their perspectives. If the panel becomes a
political battlefield it can be of little use to the analyst who is trying to assess the
actual situation and perhaps even redefine the issue. The viewpoints of "hard-line"
advocates can be obtained more effectively during a separate draft review process.
The CURA experience indicaies that a panel of one to two dozen people is large
enough to provide the breadth of disciplinary perspectives but small enough to
engender meaningful discussion among the group. It is also not so large that it
becomes difficult and time-consuming to administer. CURA panels usually meet once
every six w&eks and more freauentiv as the draft review process begins. An example
oi mis is t.ne CURA/Col.eg- o; ^Cucatio'-': Panel on the Future of K-12 P'jblic
Ec-'i-." :- V.rr>eso:£ T-=- -- =--e- ?'/RA''s education reDort:
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William Gardner, Dean of College of Education, co-chair
Thomas Scott, Director of CURA, co-chair
Thomas Anding, CURA
Annie Baldwin, Student Counseling Bureau
Shirley dark, College of Education
George Copa, College of Education
Gayle Foreman, Continuing Education and Extension
Richard Goldstein, Mechanical Engineering
Diane Hedin, Center for Youtti Development and Research
Russell Hobbie, Space Science Center
Kenneth Howey, College of Education
Roger Johnson, College of Education
Ted Kolderie, Humphrey Institute of Public Affairs
3eanne Lupton, General College
Tim Mazzoni, College of Education
Van Mueller, College of Education
Art Naftalin, Humphrey Institute of Public Affairs
Neal Nickerson, College of Education
Pearl Rosenberg, Medical School
Harvey Sarles, Anthropology
Charles Sederberg, College of Education
Esther Wattenberg, School of Social Work
IV. BmLDING THE MOSAIC: INTEGRATION AND SYNTHESIS
The methodologies thus far discussed are designed to construct a comprehensive
description of the issue while avoiding the trap of simply reiterating (albeit in a more
organized fashion) the conventional wisdom on this issue. There is one more imoortant
aspect of the policy study, the integration and synthesis of the information into a
meaningful way to present the issue and all its dimensions. The analyst's final task is
to make sense of all the pieces of data, analysis and the various perspectives gathered
during the study.
However, the integration and synthesis of information is something which goes
on throughout dll stages of the study by virtue of the data—gathering techniques
employed. Together these techniques suggest the development of a broader analytical
framework and reflect the utilization of a process of incorporation of pertinent
mlormation. So by the time the dara gathering is almost comple:ed the analyst has
inTegratec much of "-" in:o'~~3Tlon and the meaning of that date 10' t^e anaJysls has
begun to emerge. The D"od'jct of this final stage of the policy stu^v will refiect the
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analyst's success at recognizing the complexity of the policy problem during the data
gathering and his or her ability to be exposed to the various alternative ways of
viewing the problem uncovered during the study. If the study has been successful in
these regards, the final integration and synthesis will naturally reflect this earlier
approach to the work.
Integratmg the Data
One of the most important tasks of the integrative policy study is the
development of a set of meaningful categories with which to organize the data. These
will aid the analyst as he or she tries to integrate the most policy-significant
information gathered during the study. Although these categories may or may not
actually appear in the published report, their development provides a useful exercise
for the analyst to sharpen the focus on the analysis, organize the material of the
report, and prepare findings, conclusions and recommendations.
During this process several key dimensions of the issue are specified. First, the
system in which policies are to be introduced is outlined, with an eye toward how
change might be achieved using various policy strategies. 3ust as doctors diagnosing
medical problems and prescribing treatment do so with an understanding of the
anatomy and physiology of the patient, decision-makers and policy analysts need to
recognize the basic elements of the system they seek to affect and the various
processes which govern change within it. Policy strategies to address problems must be
developed with a realistic understanding of what governs—drives and constrains—the
system they seek to affect.
First, the elements of the governance system are identified. Some categories of
possible elements are outlined below:
• formal Dolitical s-tructure
• e.ie:";ec bodies
• DicLrT;."£ a'jtnoniies
• execu^ve agencies
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• informal political structure
• political parties
• interest groups
• the media
• citizen opinion and voting
• legal and regulatory framework
• national, state (provincial), and local laws and ordinances
• national, state (provincial), and local regulations
• fiscal system
• taxation structure
• expenditure structure
• intergovernmental financial relations
Second, pertinent elements of the historical, social, economic and
physical/environmentai contexts are identified. Possible categories include:
• historical context
• history of the problem
• past trends
• emerging trends
• traditions
• social context
• societal opinions, attitudes and mores
• societal goals and values
• cultural habits
• religious beliefs
• economic context
• markets
• capital
• prosperity/growth
• employment levels
• workforce characteristics
• physical/environmental context
• infrastructure condition
• environmental quality
• other pertinent physical characteristics
Once the elements of the system are outlined (the anatomy), then the processes
which govern the system (the physiology) can be identified. Given the gpvzrnance
structure and historical, social, economic and physicaL'environmentaJ considerations.
the kev orocesses into which new policies will have TO be introduced in order tc
s'jcce^fjIJ) add'-ess the problem are identified. There "-,av be several processes
reaui'-ine recognition in the formulation of the policy st"a:egv. For example:
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elective politics
representative governance (e.g. legislative process)
special interest politics
citizen action and political involvement
planning
bureaucratic management and execution
intergovernmental relations
cultural or religious change
economic change
A specific example, from CURA's education study (Peek, Duren and Wells, April
1985, p. 107) is included as Table 1. This is a summary table outlining the more
detailed description of the anatomy and physiology of the K-12 system contained in
the study.
In addition to identifying the anatomy and physiology of the system the analyst
must, in this final stage, review the dimensions oi the problem, the major issues
associated with the problem, the alternatives for addressing the problem, and the
critical dilemmas associated with the alternatives. In doing this exercise the analyst
systematically incorporates his or her knowledge from the study into categories that
help sort out the pros and cons of various policy strategies. As the strategy develops,
the analyst then evaluates its potential efficacy given the picture of the system in
'^hich change must occur. Thus, all of the information collected in the study can be
related to the following six aspects of the policy problem:
anatomy (elements of the system)
physiology (processes governing the system)
dimensions (aspects of the problem)
issues (those associated with the problem)
alternatives (options for addressing the problem)
dilemmas (trade-offs associated with addressing the problem)
By organizing the information in this way, the analyst is required to interrelate
all the elements of the study into a synthetic tyDology. That process integrates the
complexities into an analytical framework which accounts for all the pertinent
inforn-,ation collected. It can be used to grasr the full dimensions of the issue. Frorr;
this exercise the analyst atteT^':s TO drav findings, condusions and
reco—'nendations for action that reflect an i"Te^atec/ oolicv statement.
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TABLE 1
POLICY FRAMEWORK: THE ANATOMY AND PHYSIOLOGY
OF MINNESOTA'S PUBLIC EDUCATION SYSTEM
Interested Groups Goals
• Students
• Parents
• Local communities
• St.-Ur' r'iti/enry
• Minn»<<,ntn hiisinf*ss communitv
• Teacltfrs
• administrators
• Local school boards
• Staff* officials
• Fedpral officials and courts
• CollPRfs <ind universities
• Pounrtntions
• Edumtion-relatect businesses
• Academic achievement
• "Proper" socialization
• Surrogate parenting
• Opportunities for non-
scholastic experience
• Accountability and
responsiveness
• Cost abatement
• Improving teachers' jobs
• Efficient and orderly
management
• Equal opportunity
• Profitable education-related
business
Operational Elements
• Curriculum
• Pedagogy
• Extracurricular activi-
ties
• Teachers
• Administrators
• Other personnel
• Institutional arrangements
• Financial arrangements
Decision-Making Processes
• Student participation,
engagement, & cooperation
• Direct parental involvement
• Individual teacher
entrepreneurship
• Decision-making within
a school building
• Politics
• Bureaucratic management
• Collective negotiation
• Tntergovernmental financial
decision-making
• Litigation
(\ mm Pnpk, niirm anrt W^lls, April 1985, p. 107.)
Synthesizing the Information
Simply organizing all the information into a logical set of categories does not
mean that findings, conclusions and recommendations will automatically present
themselves. No methodological approach can guarantee an appropriate and effective
final synthesis. The analyst's innate or learned ability must be relied on—to associate
the various aspects of the problem with one another, expllcate that associated
meaning and deduce from it conclusions and recommendations. Perhaps it is the right
mix of logical and intuitive thinking which enables the analyst to make sense of all the
complexity.
Regardless of the talents available, the use of this integrative approach should
help the analyst intellectually manage the problem—so that he or she can translate the
complexity into some meaningful statements about:
• What governs the system and how it can be influenced;
• various aspects of the problem and the discreet issues which emerge from
each aspect; and
• alternative approaches to addressing the problem and the dilemmas
associated with each approach.
To illustrate how all this might come together in a policy study, the table of
contents for the CURA report on its education study is included in the appendix.
V. APPLYING THE INTEGRATTVE APPROACH TO PUBLIC POLICY
Upon completion, these policy studies have been distributed by CURA to
members of the public affairs community with particular interest in or involvement
with the policy problem. This includes key legislators and other government officials.
Usually a press release announcing the study's most newsworthy findings, conclusions
or recommendations is issued statewide by the University's news service. Often
follow-up summaries of the sucLes will be published in the periodic review of CURA-
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funded research, the CURA Reporter, which is mailed to 5,000 people in Minnesota
and elsewhere. Copies of the report are also sent to libraries and to scholarly journals
for review.
The CURA policy studies have been widely used in Minnesota by decision-
makers, members of the public affairs community, as well as in the academy. The
studies have been used by CURA and others for follow-up conferences and workshops
involving decision-makers. They have occasionally drawn the attention of the media
and have provided background information to reporters following particular issues of
the day. The studies have also become part of the curriculum of some University
classes and have been used as reference documents by researchers interested in
particular aspects of the issues examined in the studies.
VI. THE SPECIAL ROLE OF THE URBAN UNIVERSFTY
The CURA experience illustrates the role which urban universities can play in
conducting integrative policy studies. Indeed, the university is well-suited for this
work, for several reasons. First, it has the capacity—through its analytical resources
and technical research support—to improve the understanding of problems of public
importance. Second, the university's position as an "outsider" or non-actor in
important public issues makes it possible for its policy studies to take a broad and
honest view of the problems and their possible solutions. Third, the public perception
that the university can be "neutral" or "objective" makes it possible to interview or
convene the full range of people involved in public issues and foster open, even candid,
discussions of the problems. This perceptio;' also assists researchers in gaining access
to data, including "fugitive information," from a wide variety of sources. If this
perception of neutrality is maintained during the study, the research results will likely
be trusted and utilized, thus influencing the policy discussion.
However, the success of this approach depends on the university's willingness to
serve and intimately interact with the community. Too often university departments
and staff become detached from the community (for a variety of reasons whose
enumeration is beyond the scope of this paper). This detachment can narrow the
perspectives and limit the pertinence of university scholarship. When this occurs they
can actually contribute to the problem of fragmentary analysis by being unnecessarily
wedded to their own paradigms and thereby shielded from the alternative data and
perspectives which are at the heart of the approach suggested here.
However, if an urban university chooses to serve and interact with the
community—as well as with its academic departments—it is in an excellent position to
conduct policy studies which can help overcome the fragmentary analysis that too
often dominates public discussion.
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